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This paper is concerned with certain of the characteristics of local social services, and their role in a 
restructuring Australian welfare state.  I am particularly concerned with the distinctive gender 
characteristics of these organisations, because in comparison with most other organisations they have a 
feminised quality.  This partly mirrors women's traditional role of undertaking the major part of the 
caring labour of society.  However, simultaneously work in these organisation deviates from more 
traditional patterns where employed women occupy subordinate positions.  In many community 
organisations, women occupy leadership roles.  The analysis here is concerned with the apparently 
paradoxical nature of these organisations in their capacity to entrench traditional gender roles and to 
challenge these by allowing women to fill management positions.  It is also concerned to examine 
whether changes that have been occurring in the community services sector over the last two decades 
are likely to enhance women's general position in the society, or diminish the power exercised by 
women.  The paper draws in a preliminary way on a study of local services in the Hunter Region of 
NSW undertaken in the latter half of 1992.  These preliminary findings are set against the broader 
picture of developments in the contemporary welfare state. 
 
LOCAL SOCIAL SERVICES AS NON-PROFIT ORGANISATIONS 
 
Local social service, or local welfare, organisations, are clearly only one form of non-profit 
organisation and in many ways seem a far cry from the concept of `non-profit corporation', the broad 
nomenclature used to specify this academic Program.  The organisations I am concerned with are more 
aptly identified by their welfare function than their structure, indeed they generally are referred to as 
welfare agencies (see Baldock, 1992).  These agencies have been relatively little studied in Australia 
and, perhaps more importantly they are ill-defined, though they are gradually being more explicitly 
specified as Social and Community Services Industry Training Boards are developed across Australia 
to focus on issues of education and training for the `welfare industry' (Chesterman, 1989; Burston, 
1990).The structures of the organisations vary considerably.  They represent a mix of government, 
non-government and private auspice and a wide range of size and modes of administrative structure. 
  
The services with which I am specifically concerned deliver different types of services to people 
within their regional area.  Their activities are of immediate practical relevance for meeting the day to 
day needs of citizens.  They are a sub-set of community services which are described by Jamrozik and 
Boland as providing `knowledge and skills of professional and para-professional personnel which are 
used by recipients to maintain, or improve their health, to acquire knowledge and skills necessary to 
enter the labour market, or to receive assistance in child-rearing and in other aspects of social 
functioning' (1993, p.2).  What I have omitted, largely for manageability reasons, from this wider 
category are the more centrally organised educational and health services and individual practitioner 
fee for service activities such s those of medical practitioners.  This still leaves a large array of smaller, 
locally run services including many specific purpose, community oriented health services.  Some of 
these services are government run organisations, many are independent but government funded, some 
are independent and raise their own funds, many operate with a minimum amount of funding. 
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Although these organisations are varied, they do have distinctive characteristics, which make their 
collective study both feasible and conceptually defensible.  Their study of is relevance for 
understanding the nature of the contemporary Australian welfare state and particularly the 
characteristics of women's status and women's working patterns within it.  The study of these 
organisation also provides us with a specific window on service delivery in a rapidly changing welfare 
state and one which is increasingly cost conscious and managerialist in orientation.  In terms of this 
working Paper series, my work fits most closely with that of Cora Baldock, who delivered a paper in 
April 1992.  Her work was concerned with volunteers in welfare organisations.  I am concerned with 
similar organisations though I am mainly interested in paid workers.  Nonetheless as her work 
demonstrates, many agencies have both paid and unpaid workers.  
 
THE CONTEXT OF A CHANGING WELFARE STATE 
 
Over recent decades we have seen a faltering of the post Second World War faith in incremental 
progress towards a perfectible welfare state.  A dramatic turnabout in political mood, towards a form 
of economic fundamentalism, popularly referred to as economic rationalism, has overtaken the earlier 
view which accepted a gradually expanding welfare state offering increasing rights for citizens.  Part 
of these rights resided in access to an expanding range of services largely staffed by professional 
workers.  Richard Titmuss (1968), for example, writing of community services in the sixties, talked of 
providing adequate care in the community in a manner which partly resonates with the rhetoric of 
community care today.  On closer inspection, however, it becomes clear that what he had in mind was 
locality based services staffed largely by a professionalised workforce.  Such assumptions cannot be 
sustained today.  Today's community care program is very much dependent on lowly paid or unpaid 
labour, usually of women (Watson and Mears, 1991).  It is significant that Titmuss also had in mind a 
largely male lead welfare workforce, despite the fact that even at that time women did most of the 
caring labour and despite the fact that in some other ways his analysis did show some potential to be 
less gender blind than most other approaches of the time (Rose, 1981).  Titmuss did, for example 
recognise that there are hidden advantages for those who are employed (and the more so for those in 
higher status jobs), of ignoring occupational and fiscal `welfare' and focusing only on traditional social 
welfare provisions when assessing benefits from the welfare state (Titmuss, 1974). 
 
There has been much talk in capitalist countries of a `crisis of the welfare state' and while this is open 
to a range of interpretations, it is very clear that the Australian welfare state is undergoing fundamental 
changes which promise to continue well into the 1990s.  Within the welfare sector, workers are still 
adjusting to the questioning of the assumption of a seamless expansion of publicly provided services.  
Much of the strain being experienced in agencies today must be seen as based on an inevitable tension 
as such a major shift in expectations is imposed.  Economic fundamentalism involves a reduction in 
government (rolling back the state) and an emphasis on the market as a means of disciplining service 
deliverers and consumers.  An explicit emphasis on universal rights to services is overtaken by 
targeting or rationing access.  These new values are understandably not readily acceptable to those 
who in the past were led to believe the welfare sector had specific goals of pursuing social justice and 
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equity.  
 
The move away from an expectation of expanding, state funded professionally staffed organisations 
has been accompanied by the development of an array of local organisations of many shapes and sizes. 
 This increase in non-government, non-profit organisations is a trend which has been fed from two 
main directions.  The first is an on the ground move for service users/consumers to become more 
involved in the establishment and running of organisations which serve their interests.  Community-
based, self-help organisations burgeoned in the 1970s, gaining impetus from a commitment to 
community participation and an environment of community activism.  These organisations did have a 
goal of replacing professional workers with representatives of client groups and an anti-professional 
critique was developed.  This critique retains some bite today especially in rhetoric which focuses on 
the problems of large bureaucratic organisations in delivering user friendly services.  This critique has 
been used by governments as part of their legitimation of move away from direct government services 
(Yeatman, 1990, ch.1).  The self help groups of the 1970s did not necessarily anticipate a reduction in 
the funding, but rather its redirection to grass roots organisers rather than professional workers. 
 
A second wave of development of local organisations has occurred as funding has grown tighter and as 
governments have adopted policies focusing on community rather than institutional care, thus 
increasingly opting out of direct service provision.  Today, therefore, when we talk about local social 
services we are referring to a much more diversified set of activities and certainly much more 
diversified forms of organisation than were in existence two decades ago (Graycar and Jamrozik, 
1993, p.160). 
 
While there has been a marked increase in the number of local community groups concerned with 
welfare issues over the past two decades, we must be clear that nonprofit organisations have 
traditionally played an important role in the welfare sector in Australia. Historically these organisations 
were usually church sponsored and with a very different orientation from that of the local 
organisations that have proliferated over recent decades.  Governments from time to time took an 
interest in their running, for example, there were five separate inquiries into their operation between 
1873 and 1890 (Graycar and Jamrozik, 1992: 159).  Until recently, however, there was been less of a 
systematised symbiosis of the administration of government and non-government organisations and 
not the deliberate fostering process which has occurred over recent years (Baldock, 1992: 4).  As 
governments have become concerned with curbing the cost of the public sector, a focus on efficiency 
has resulted in a deliberate channelling of services away from government run services.  Despite this 
apparent privatisation, the level of government control, via the funding process, is probably greater 
than it has ever been (Yeatman, 1990; Baldock, 1990, 1992; NCOSS, 1992). 
 
As these organisations have become even more central to the delivery of services, forming as Shaver 
(1982) terms it, the `non-government state'.  An increased scholarly focus has simultaneously 
developed.  There is, however, a longer history of systematic interest in government administration 
itself, with The Australian Journal of Public Administration, the main scholarly journal, for example, 
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starting in 1941.  Never before, however, has there been such a self conscious concern about the 
administration of non-profit organisations.  The very existence of this Program and the Centre for 
Australian Community Organisations and Management at the University of Technology Sydney are 
manifestations of the new interest.  This links with a magnified interest in issues of government 
administration, reflected in the on-going debates about reform of public `management' and of the `new 
managerialism' (Bryson, 1986, 1987; Yeatman, 1987, 1990; Considine, 1988, 1990; Patterson, 1988; 
Symposium, 1991; Hughes, 1992).  The last two decades will be well remembered as the decades of 
when public administration became management and management moved to centre stage. 
 
THE EXPANDING COMMUNITY SERVICES 
 
The industry category in which community services personnel are routinely counted is the community 
services industry.  This has been one of the fastest growing areas of employment in Australia since the 
1960s.  It covers workers in health, education, welfare and related services, with health and education 
representing two thirds of the workers in the category.  Another key feature of the community services 
industry is the degree to which employment is in the public sector.  Almost two thirds of community 
services employees are public sector employees, compared with less than one third of all workers.  As 
well, even much of the private sector employment is wholly or at least partially dependent on 
government funding (Jamrozik and Boland, 1993: Chap 3).  
 
Another characteristic is that this is a highly feminised section of the workforce.  Whereas women 
made up 45 per cent of all wage and salary earners in August 1990, they made up 66 per cent of the 
wage and salary earners in the community services industry (Jamrozik and Boland, 1992 p.20).  The 
phenomenon of women being over-represented in state employment is one generally associated with 
the development of welfare states.  Esping-Andersen, in his much quoted book, The Three Worlds of 
Welfare Capitalism has pointed out that welfare states are no longer mere providers of services.  In 
many countries they have become `virtual employment machines', not only providing services and 
rights, such as child care and maternity leave, that allow women to join the labour market, but also 
providing the employment opportunities in health, education and welfare (1990, p.149). This 
concentration of women in public employment underpins the analysis of some feminist writers such as 
Hernes (1987, ch. 2) who see women as having moved from a state of private dependency to public 
dependency.  Such an insight highlights the fact that women are providing much of the broad social 
support for the community, which mirrors their family role.  Also they are working in situations where 
they are not likely to control powerful decision making processes.  However, to speak of a move away 
from private dependency may underplay three important, though somewhat disparate points.  The first 
is the importance of women having their own income to any form of independence.  The second is the 
fact that even when women move into the public arena most remain at least partially financially 
dependent on their spouse.  The third point is one that I am raising in this paper and that is, the 
possibility that, even though women are employed in a public sector where men retain major power, at 
the micro level of local organisations, there is more opportunity for women to exercise control than 
elsewhere. 
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Community services represented only 10 per cent of all Australian employment in 1966, well behind 
manufacturing (25 per cent) and wholesale and retail trade (21 per cent).  By 1991, with 19 per cent of 
all employment, community services ran wholesale and retail trade a close second (still at 21 per cent) 
while manufacturing had dropped to 14 per cent of all employment (Jamrozik and Boland, 1993, 
p.11). 
 
Employment data show that while women have been increasingly absorbed into the labour force, the 
absorption has been selective.  Women have moved into the caring roles in the community rather than 
being equally involved across the employment spectrum.  Women, for example, make up only 23 per 
cent of workers in the group of industries concerned with material production (Jamrozik and Boland, 
1993, p.25).  This is not much more than half of women's overall proportion of 42 per cent of the 
labour force.  Yet even this appears a high figure when compared with the proportion of women in 
more powerful positions.  In March 1992, for example, only 14 per cent of all members of Australian 
state and federal parliaments were women (Sawer and Simms, 1993, p.139) and women are almost 
entirely absent from top jobs in the private sector. 
 
A key feature of the community services industry is its high rate of professionalisation.  Of all workers 
classified as professionals in August 1991, over half (52 per cent) were employed in the community 
services.  The proportion of professionally trained women who were employed in this industry was 
even higher - 70 per cent compared with 39 per cent of all professionally trained men. The community 
services account for an even higher proportion of para-professionals 60 per cent over all, but with 86 
per cent of para-professional women in the category compared with 38 per cent of men (Jamrozik and 
Boland, 1993, p.1).  The earnings of male and female para-professionals come closer together than 
they do in other occupational groups.  Here females earn 85 per cent of the male rate, but the level of 
earnings is comparatively low.  Nonetheless, it is higher than other feminised occupations classified as 
less skilled such as sales assistants and clerks (see Appendix Table 1). 
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Earnings of professionals come second to para-professionals in the equality stakes, with an overall 
women's earnings rate of 77 per cent of men's.  As would be expected, however, there is considerable 
variation among sub-groups.  For example in 1989-90 in the professional category `health diagnosis 
and treatment practitioners', women's rate of earnings amounted to only 56 per cent of men's, despite 
relatively similar proportions in the category.  For some groups of teachers, on the other hand, the 
gender earnings ratio reached between 87 and 89 per cent.  Registered nurses are classified as para-
professionals and they are the one occupational group in which females earn more than males, with a 
ratio of 104 per cent.  However nurses mean annual income of $30,070 in 1989-90 was less than half 
of the average for male `health diagnosis and treatment practitioners' at $67,260, for full-year full-time 
earnings which is the highest of all the earnings levels for any of the occupational groups (see 
Appendix Table 1). 
 
An important group in terms of women's general social position are clerks, who make up 31 per cent 
of employed females (ABS, 1993, p.125) and who, on average, earn 77 per cent of the rate earned by 
male clerks.  Salespersons and personal service workers are the next largest group of employed 
females.  They make up 24 per cent of all employed females (ABS, 1993, p.125) and do very poorly in 
relation to men in the same category, earning only 67 per cent of the male full-year, full-time mean 
annual earnings (Appendix Table 1).  Even this not very rosy picture of women's earnings however, 
overstates the general position because the comparisons are based on full-time, full-year earnings yet 
only 27 per cent of women compared with 65 per cent of men are in full-time, full-year employment 
(ABS, 1993, p.200).  Any analysis of women's employment must recognise the relationship between 
the various segments of the labour force and particularly those areas which employ the majority of 
women. 
 
THE HUNTER REGION STUDY 
 
The study from which this paper draws a considerable amount of primary data is the first part of an on-
going project which is investigating elements of the network of local social services in the Hunter 
Region of New South Wales.  The data are in a very preliminary form so the analysis here must be 
seen very much as work in progress.  During the first phase of the project a questionnaire was 
circulated to agencies in the region.  The questioning focused on staffing profiles, the structure of the 
organisations, the nature of their activities, service delivery styles and the characteristics of their 
clientele.  Questions were also directed at the way broad changes in funding and accountability 
requirements had impacted on the delivery of services.  The next phase of the study will involve a 
participant observation study to detail the nature of service delivery in different settings and with 
different types of staff.  The aim of the later work is to test hypotheses relating to whether caring work 
is approached in different ways: in different organisational settings; by women and men; and whether 
educational background, value commitments and a range of other factors make a difference.  
 
The study to date has focused on non-residential service delivery agencies, in the Hunter Region of 
New South Wales.  Responses were received from 64 agencies in total, out of 118 whose support was 
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canvassed.  Because of the extreme diversity that exists in the population of community service 
agencies, it is difficult to comment with any confidence on the representativeness of the agencies 
which did participate.  We do have some obvious gaps.  Because women's refuges are not routinely 
listed in the local directory of services, we failed to include them in the survey, though some 
interviews with women's refuges have been conducted outside the standardised study format.  They 
will also be included in the subsequent phase of the research. 
 
We have compared our sample of agencies with the responses to a survey carried out by the New 
South Wales Council of Social Service, and while there is considerable differences in the proportions 
of each type of agency, there is considerable convergence in the general coverage of each study. 
 
 TABLE 1 
 Types of Participating Agencies 
 
 Sample Responses 
Emergency 2 1 
Charitable 17 10 
Health Related Services 21 12 
Aged/Disabled Services 15 9 
Ethnic/Aboriginal Services 6 4 
Carer Respite and Neighbour Aid 28 9 
Terminal Illness Support 3 3 
Government and Legal 8 1 
Child and Family Services 18 15 
 118 64 
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The auspice and funding of the agencies in the sample include totally government run and funded 
agencies (eg community health services, home school liaison service and community corrections) 
private agencies - which may still receive government funding (eg Salvation Army services, Legacy 
and Centacare), government funded community agencies (eg neighbourhood houses, family support 
and community care agencies) and `mixed' agencies, which receive government funds but run on a 
`commercial' fee for service basis (eg marriage counselling services, and rehabilitation services).  The 
majority of our sample agencies fell in the government funded group (45 per cent), the next largest 
groups was State run agencies (28 per cent), followed by private agencies (17 per cent).  The mixed 
agencies (9 per cent) formed the smallest category.  No Commonwealth agencies were included as 
none of those in the region actually delivered the types of services usually included within the 
definition of local community/welfare services, their roles were more administrative.  Commonwealth 
funding was however, often involved.  Across Australia the States and Territories are much greater 
employers of community services workers than are either the Commonwealth or local governments.  
State governments employ 59 per cent of all community services industry workers, the 
Commonwealth employs 3 per cent and local government only .1 per cent (Jamrozik and Boland, 
1992, p.20).  The rest are employed in the `private', sector, though, as already pointed out, often with 
significant government funding. 
 
WOMEN AND COMMUNITY SERVICES 
 
Feminist literature has focused on the role that women play dispensing caring labour within the home 
and in the wider community.  Any survey of community or welfare services cannot but be struck by 
the very femaleness of the activities.  This pattern of predominantly female staff has been frequently 
noted in relation to local community services agencies.  It was noted, for example by Wheeler in her 
study Close to Home a study of community service agencies in 1986.  Baldock noted a similar 
preponderance of female staff in the study of volunteer workers she undertook in Western Australia in 
the 1980s.  She noted that over 70 per cent of the welfare agencies in her sample had all or mostly 
female staff (paid and volunteer) and less than ten per cent had mostly male staff.  Just under 20 per 
cent of agencies recorded an equal number of male and female staff, but Baldock notes that there was a 
tendency to inflate `some' male staff into `an equal number' when this was rarely the case (1990, 
pp.143 & 18). 
 
Of the 811 staff employed by the agencies responding to our questionnaire, 653 were women (80%) 
and 158 men (20%).  The gender concentration is intensified by the fact that more than one third of the 
men were employed by one agency, the Community Corrections Service.  Twenty six agencies (44%) 
employed only women, although 10 of these were very small agencies with three or fewer staff.  There 
was only one all male agency, a small community agency with one (male) staff member.  As is the 
case with so much women's employment, part-time work was a strong feature, with 36% of agencies 
reporting that they had 61% or more part time staff (see Table 2). 
 
 TABLE 2 
 Staffing Characteristics of the Agencies 
 
 
 9 
 
% of Staff Women Men P/t 
 N % N % N % 
0% —  26 44 13 22 
1 - 10% —  2 3 1 2 
11 - 20% —  12 20 5 8 
21 - 40% 3 5 13 22 9 15 
41 - 60% 3 5 3 5 10 17 
61 - 80% 13 22 2 3 4 7 
81 - 100% 41 68 1 2 17 29 
No answer (4)  (5)  (5)  
 
 
A total of at least 274 people were employed on a part time basis, representing a minimum of 34 per 
cent of all employees.  Of these part time employees, the vast majority were women.  In some 
instances, the responses did not allow women and men part time workers to be accurately 
distinguished, so the following percentages are very much on the conservative side.  Of the 653 
women, at least 36% were employed part-time while at least 16% of the 158 men worked part time.  It 
is interesting to note that of this number, half the male part timers worked for marriage counselling 
agencies or as part time visiting medical officers.  It can be assumed that most of these part timers, had 
full time work and devoted some or additional time to their part time role in the community agencies.  
One fifth (22 per cent) of agencies employed no part-time staff, the majority being government 
agencies.  A higher proportion, 29 per cent, had over 80 per cent of their staff employed on a part-time 
basis.  None of these agencies were government run.  The agencies which have this pattern of part-
time staffing are family support and carers support services, neighbourhood houses and information 
services, and self help groups for people with disabilities. 
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Volunteer workers are also a feature of the agencies, though not of a majority.  Of the agencies for 
which we have the details (56), over half ( 55%) had no volunteer workers, 14 per cent had fewer than 
ten workers, 22 per cent had between eleven and 40 volunteer workers and 9 per cent had more than 
40 volunteer workers.  It was not possible to ascertain the precise gender breakdown but from general 
comments and knowledge of services in the area it is clear that most of these volunteers are women.  
The issue of volunteer workers and what it tells us about gender relations is an important question 
which has already been raised in this Program by Baldock (1992).  Our study primarily focuses on 
gender issues in relation to the paid staff of agencies in order to tease out what light this can cast on 
women's employment and gender relations more broadly. 
 
When it comes to management, once again the gender picture is distinctive and contrasts with patterns 
in most other areas of the workforce.  Of the 64 agencies, two were administered by a committee and 
one by a married couple and these had cross gender management.  Of the remainder, 19 (31%) had 
male administrators, whilst 42 (69%) had female administrators.  Given the ratio of 4:1 women to men 
working in the agencies, this partly reflects the traditional pattern of men being more likely to occupy 
management positions.  Nonetheless this gender ratio is far more egalitarian than is typical for most 
occupational areas.  Baldock found a similar pattern in the welfare services she studied , though her 
figures were some what lower than our, with about half of the agencies having a female administrator 
(see Table 3). 
 
TABLE 3 
Gender distribution administrators, paid staff, 
committee and service volunteers (percentages) 
 
 All or mostly 
male 
All or mostly 
female 
Equal 
male/female 
Total 
Administrators(a) 50.8 49.2 — 61 
Committee(b) 36.0 42.0 22.0 50 
Paid staff(c) 10.4 72.9 16.7 48 
Volunteers(d) 3.3 75.4 21.3 61 
 
(a) Refers to the top administrator or c-ordinator of the organisation, or the sector of the organisation in which volunteers are used. 
(b) Excludes organisations run by public servants or managers, and organisations without committees. 
(c) Full-time or part-time, not including administrator.  This applies only to organisations with paid staff. 
(d) Refers to volunteers in direct service delivery only. 
 Source: Baldock, 1990, p.143. 
 
This gender ratio of both employees and administrators in community services agencies is more 
favourable for women than, for example, the federal public service generally, where women comprised 
46 per cent of all permanent staff in 1992 and yet made up only 13 per cent of members of the Senior 
Executive Service and 24 per cent of all Senior Officers (Russell, 1993, p.49).  If we take another area, 
sport, and consider women in executive positions there, we find that in 1990-91 only 14 (18 per cent) 
of the 76 national executives of sporting organisations were women (McKay, 1992, p.46).  It is not 
coincidental that the local social services are by and large relatively less influential organisations.  It 
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seems entirely likely that women are able to occupy a high proportion of management positions 
precisely because they do not involve a great deal of power.  Connell has developed a typology of state 
power which plotted this against levels of masculinity of staff, particularly senior staff.  He suggests 
that central agencies of government, such as the department of prime minister and cabinet, are the 
most masculinised and exercise greatest power.  These are followed by the level of government 
concerned with coercive powers.  He categorises the non-government state as the most peripheral, 
least powerful and also the least masculinised (Connell, 1990, p.522). 
 
While women are more likely to be in administrative positions in local services their positions appear 
to be less secure, than those of males in the same sector, let alone in comparison with other sectors.  
The male administered agencies tended to be the older established agencies, state run and those with a 
coercive function, such as corrections and truancy control.  The men were likely to have been in their 
management positions for a longer period than women managers.  Of the 19 male administrators, 12 
(63%) were running agencies that had been operating for 8 or more years whilst of the agencies 
administered by women, only 22 (52%) had been running for 8 or more years.  Of the male 
administrators only 11 per cent were administering agencies that had been operating for less than four 
years, whilst 26 per cent of the women were administering agencies of less than four years standing.  
Of the men 63 per cent had been in their administrative position for more than 3 years, whilst the 
converse was true for female administrators with 63 per cent being in their position for less than 3 
years. 
 
When we look at the educational background of the administrators, men clearly claim their positions 
on the basis of more traditionally or established professional backgrounds.  Table 4 shows the 
background training of the administrators and demonstrates that women are more likely to have a 
nursing, welfare worker or religious background.  Men were more likely to have a medical, 
psychology and to a slightly greater extent social work background.  Educational background is more 
evenly represented among the genders, but if the proportion of women in the profession is taken into 
account then the picture is one of under-representation of women with educational qualifications.  
Nonetheless overall this picture must be recognised as one where women are better represented than 
they tend to be in other sectors of management. 
 
TABLE 4 
Background Training of Administrator 
 
Background Women Men Total 
Social Work 3 2 5 
Nursing 12 2 14 
Welfare 10 3 13 
Psychology 1 4 5 
Medical — 3 3 
Education 8 4 12 
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Other 8 1 9 
 42 (69%) 19 (31%) 61 * 
 
 *  Three agencies did not have a single administrator 
 
 
CHANGING ADMINISTRATIVE ROLE 
 
The expansion of managerialist demands on community services has been much discussed and this 
was a key issue of concern for the organisations represented in the sample.  This very clearly is an 
important issue in relation to social justice for clients and for the quality of services which are accepted 
as basic to citizenship.  It is also an important issue for gender equality among workers, since, as we 
have seen this is a sector in which women are overwhelmingly the employees and this is apparently an 
occupational arena in which they have more authority than in most others.   
 
The majority of organisations reported that a key strain was felt from increasing requirements for 
management tasks and procedures: 65 per cent of the agencies noted that they were under increased 
strain because of demands made on them of an administrative kind.  A further 10 per cent of agencies, 
although they did not mention managerial changes, reported strain because of extra demand for their 
services.  Only 27 per cent of agencies did not indicate stresses and strains due to pressures on the 
organisation.  For this 27 per cent, however, the reason most often given for not pointing to changes 
was the short time the administrator has been in the agency, which suggests that this figure is on the 
high side. 
 
Two surveys of community service agencies by the NSW peak body the NSW Council of Social 
Service, in 1991 and 1992, found similar evidence of the effects of managerialism on agencies.  The 
1991 survey identified two main trends: to greater targeting so that services are limited to priority 
groups rather than the wider public and the more rigorous control of management of community 
organisations (Farrer and Gain, 1991, p.69).  After the second survey in 1992 NCOSS pronounced on 
the effects of managerialism, inflicted by governments via their control of funding in the following 
manner, 
 
 The managerialist concern with rearranging in order to measure, are clearly evident... 
change is still occurring at a great rate.  Results also show that the concern to do more with 
less is resulting in a squeeze on the not-for-profit sector, the result of which is less (and 
less equitable) service, lack of co-ordination and increased service dysfunction.  The form 
is being changed at the expense of the content.  This is what sets managerialism apart from 
the sensible use of relevant management techniques in the service of equity (NCOSS, 
1992: 20). 
 
Agencies are undoubtedly feeling pressures to increase their rate of work and add to their 
administrative repertoires.  A question arises, is the work of administrators being changed from a part-
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time organisational role with a strong service delivery or caring component to one which is purely 
administrative? As the heads of two family support services express it: 
 
 As we are now under the Department of Community Services (DOCS) I can already see 
that more of my time will be taken up in areas such as data collection, program 
development.  My time in direct service will have to change. 
 
 Requirements of funding body pertaining to accountability and performance indicators 
have put greater demands without any corresponding increase in funds to provide the 
extra time required. 
 
The head of a community care agency was feeling similar pressures: 
 
 Expectations by DOCS to attend training programs etc, increased amount of paper work 
and accountability, leave less time to spend with the people.  There is more program 
development. This has occurred with no increase in hours per week. 
 
Similar sentiments are expressed from a palliative care agency associated with a local hospital:  More 
paper work - meetings- less contact with the general public:  and the head of a community health 
service: 
 
 Pressure to achieve more services with little budget growth and meet expectations of 
senior management for quality assurance, policy, program evaluation etc. 
 
Tensions and anxiety were expressed by a number of administrators as the following comment by the 
head of a volunteer agency reveals: 
 
 Increasing bureaucratic demands - `they ' call it accountability!  Increasing anxiety about 
shrinking funds/resources/staff /privatisation etc draws attention, time and energy away 
into what ought to be peripheral concerns.  Have to work hard not to lose the `plot'. 
 
If this is the case does this mean that these administrative positions will become less occupied by 
women, either because this is not seen to mesh so well with their skills, education, or experience or 
because they do not wish to apply for such positions because their interest is in direct service and not 
management per se.  Some of the comments raised the issue of whether continuing to provide the 
service was a viable option. 
 
 Some funded groups are finding the requirement of funding bodies so onerous and in fact 
antithetical to the aims of the group, they are considering not re-applying - eg.  the way 
the group meets must be according to meeting rules and records kept.   This may cut 
across the social, supportive nature of the group. 
 
 
 14 
 
CONCLUSION 
 
Unlike so many areas of the society, women have played a dominant and distinctive role in local social 
services.  This can be seen to be part of an historical continuity with women's traditional role in 
voluntary welfare work.  This is a domain which women clearly identify as compatible with their 
interests and experience and the state accepts this function as part of women's `natural' caring labour.  
As women have moved into the professions they have provided the nurses, the child care workers, the 
primary and kindergarten teachers, the social workers, occupational therapists, well baby clinic staff 
etc.  EEO programs have attempted to gain for women a greater share of non-traditional employment 
roles and this has had some effect in professional areas, such as the law.  However the strategy has not 
been uniformly successful.  For example in material production areas even where considerable effort 
was put into the campaigns (eg the `hard hat' campaign), few women have gained and maintained 
positions.  In the skilled work areas the degree of success would seem to be directly related to the 
distance from the more traditional conceptions of women's work, with chefing and gardening being 
more successful than fitting and turning or building.  More systematic study is necessary to assess this 
hypothesis. 
 
The evidence considered here does highlight that there are already areas in which women have a 
majority of positions and a high proportion of management roles.  What this evidence also shows, 
however is that these are areas of employment with relatively poor pay and employment conditions 
and that, even though these areas have increased in recent years there is continuing pressure on their 
financing an intensification of management requirement.  This may reduce opportunities in these 
traditional areas and/or further reduce the already poor employment conditions. 
 
Feminist writers persistently draw attention to the fact that caring labour is usually invisible, certainly 
under-recognised and poorly rewarded (Waring, 1988; Finch and Groves, 1983; Dalley, 1988; 
Braithwaite, 1990).  Further study of women's caring work is needed.  Such study should be extended 
to other non-profit organisations to see if the patterns found here extend to other feminised areas of the 
labour force where women also take a predominant part as workers and managers, such as 
kindergarten and primary school teaching, child care, well baby services.  The results of this study 
strongly underscore the need to have caring labour and, in this case the nonprofit organisations which 
are its setting, more appropriately recognised for their essential contribution to society.  The peripheral 
nature of the non-government state is essentially an issue of gender inequality. 
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APPENDIX TABLE 1 
Full-year, Full-time Workers: 
Mean Annual Earnings by Occupation, 1989-90 
 
 
 Mean earned 
income 
Proportion of 
workers 
Female/ 
male 
earnings 
ratio 
Occupation group Women Men Women Men  
Managers and administrators 
Specialist managers 
Farmers and farm managers 
Managing supervisors (sales and service) 
25,620 
38,590 
18,150 
21,550 
36,410 
47,580 
19,800 
31,420 
8.9 
1.7 
2.2 
4.1 
15.9 
4.6 
3.8 
4.0 
70.4 
81.1 
91.7 
68.6 
Professionals 
Health diagnosis and treatment practitioners 
School teachers 
Other teachers, instructors 
Business professionals 
32,850 
37,800 
30,310 
33,860 
35,050 
42,500 
67,260 
34,680 
37,980 
42,840 
16.0 
1.1 
7.4 
1.3 
2.9 
14.0 
1.3 
2.4 
1.0 
4.1 
77.3 
56.2 
87.4 
89.2 
81.8 
Para-professionals 
Registered nurses 
28,430 
30,070 
33,290 
28,880 
7.1 
4.5 
6.8 
0.2 
85.4 
104.1 
Tradespersons 16,500 26,210 3.9 24.5 63.0 
Clerks 22,630 29,330 36.2 7.4 77.2 
Salespersons and personal services workers 
Sales representatives 
Sales assistants 
Tellers, cashiers and ticket salespersons 
19,820 
28,770 
17,820 
19,330 
29,540 
32,410 
23,920 
22,720 
16.1 
0.6 
7.3 
2.5 
7.0 
1.9 
2.4 
0.5 
67.1 
88.8 
74.5 
85.1 
Plant and machine operators, and drivers 17,670 28,710 3.9 11.2 61.5 
Labourers and related workers 
Cleaners 
18,130 
16,890 
24,410 
24,210 
7.9 
1.8 
13.1 
1.0 
74.3 
69.8 
Total 23,710 31,110 100.0 100.0 76.2 
 
 Source:  ABS, 1993, p.183 
